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ABSTRACT 



In the wake of the British withdrawal from the Persian 
Gulf and the third Indo -Pakistani war, Iran's leadership 
revised its foreign policy with the intent both of succeeding 
Britain as the policeman of the Persian Gulf as well as 
committing the country to a more active role in regional 
affairs. Iran’s Dhofar expedition in 1973 and support for 
the Kurdish rebellion in Iraq in 197^ posed a challenge to 
Soviet interests in the region. Soviet concern was exacer- 
bated further by the scope of Iran's post-74 arms purchases, 
by the success of its petro-dollar campaign to reduce Soviet 
influence on the sub-continent and in the Horn of Africa, 
and by Sino-Persian support for Muslim insurgents in Afghan- 
istan. When the Iranian revolution erupted in 1978, Moscow 
was initially content to remain on the sidelines. The Kremlin 
is now actively attempting to improve its ties with the 
Iranian left, however, in the hope of influencing the policies 
of a post-Khomeni government. 
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I. INTRODUCTION 



The post-World War II era witnessed the ascendance of 
Iran as the paramount force in the Persian Gulf. Immediately 
after the war, Iranian foreign policy was primarily concerned 
with mobilizing Western support for countering the Soviet 
threat to Iranian territorial integrity. Once this was 
accomplished and the immediate Soviet threat dissipated, the 
Iranian government, under the leadership of Dr. Mohammad 
Mossadiq, attempted to: (a) eradicate the vestiges of 

British interf errence in Iranian domestic affairs, particu- 
larly London's control over Iranian petroleum resources; 
and (b) establish a truly nonaligned foreign policy. Per- 
ceiving the latter objective as a threat to Western interests 
in the region, the U.S. and Britain engineered the overthrow 
of the Mossadiq regime. The downfall of the nationalist 
government led to systemic changes in the Iranian political 
system, which in turn resulted in the substantive re- 
structuring of Iranian foreign policy. 

In the aftermath of the domestic crisis of 1953 > the 
remanetory domestic constraints on the arbitrary powers of 
the monarch were swept aside, the pseudo-parliamentary system 
was "totally abandoned," and Iranian foreign policy adopted a 



"'"See Shabram Chubin and Sephr Zabih, The Foreign Relations 
of Iran (Berkley: 19?4) , pp. 2-3. 
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decidedly pro-Western course. Iran's membership in CENTO 
and its subsequent bi-lateral accord with the U.S. were 
designed as much to insure the continued viability of the 
regime as to provide for the defense of the nation. The 
Shah's dissatisfaction with Washington's unwillingness to 
commit the U.S. to the preservation of the monarchy, however, 
prompted Iran to seek a normalization of its relationship 
with the Soviet Union, and engendered a foreign policy 
shift away from total reliance on the U.S. 

Iran was relatively successful in implementing its 
"national independent foreign policy" until 1968, when 
Britain's announced withdrawal from the Persian Gulf upset 
the politico -military equilibrium in the region. The Iranian 
leadership was surprised by the British announcement and 
unprepared for their withdrawal. Iran had no cohesive gulf 
policy, and Tehran was concerned that the Soviets might be 
tempted to exploit the "power vacuum" created by the British 
departure. Furthermore, the Shah was aware of Washington's 
hesitancy to continue committing U.S. forces to such far- 
flung areas. Encouraged by the U.S., the Shah decided to 
assume for Iran the former British role as the policeman of 
the gulf. Accordingly, Iran began building up its armed 
forces, particularly its air and naval capabilities. 

Even before the British had completed their gulf pull-out, 
another regional crisis — the third Indo -Pakistani War — 
necessitated another modification to Iran's foreign policy. 

^Ibid. , p. 4. 
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The 1971 war motivated the Shah into extending Iran's 
security interests beyond the confines of the Persian Gulf, 
encompassing in the process all of the Arabian and Red Seas 
and much of the Indian Ocean. In addition, the Shah became 
convinced of the need to employ Iran's growing economic 
wealth to prevent radical change and promote political 
stability within the region. Once again, Iranian policy 
changes were accompanied by a further expansion of Iran's 
military capabilities. In developing and implementing a more 
dynamic and regionally active foreign policy for Iran, Iran's 
leaders overlooked one crucial factor: an ascendant Iran 

might well be interpreted ty the Soviet Union as a threat to 
its long term interests in the area. 

A. SUBJECT TO BE ADDRESSED 

This study will attempt to determine if both systemic and 
environmental changes in the policy-making process in Iran 
from 1962 to 1978 led to the development of a foreign policy 
which was perceived by Moscow as a challenge to Soviet interests 
in the Persian Gulf/Indian Ocean (PG/IO) region. Although in 
recent years, as Chubin and Zabih note in their work The 
Foreign Relations of Iran . Iranian foreign policy and the 
Shah were virtually synonymous, such a condition has not 
always been characteristic of the Iranian policy-making process. 
In the past, institutional constraints existed which served 
to curb, to a greater degree than since 1953* "the arbitrary 
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decision-making perogatives of the Persian monarch. 

Therefore, some factor or set of factors must have developed 
to either reduce the influence of , or eliminate altogether, 
those traditional constraints on the monarchy. Such factors 
could consist of internal systemic changes in the nature or 
structure of the policy-making process, or of changes in the 
regional or international environment which in turn affected 
the political system of Iran, or "both. As noted above, 
parallel with the emergence of the monarch as the "unitary 
rational actor" in Iranian policy-making was the development 
of a new foreign policy which was intended to move Iran 
toward a nonaligned position in the international arena by 
reducing Iran's dependence on the West while simultaneously 
normalizing relations with the Soviet Union. In order to 
successfully implement such a policy vis a vis the Soviet 
Union, however, Iran would have to insure that it took no 
action which might be construed by Moscow as a threat to its 
interests in the region. If subsequent Iranian actions 
indicated to the Kremlin that Iran had in fact developed a 
more assertive foreign policy designed to limit Soviet 
involvement in the area, then the Iranian policy-making 
process — in the absence of the traditional constraints on 
the monarch--had produced a foreign policy which failed to 
appropriately interpret and assess the regional security 
interests of the Soviet Union. 
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B. FRAMEWORK FOR ANALYSIS 



In their study of Iranian foreign policy, Chubin and 
Zabih maintain that in developing nations like Iran in which 
the decision-making system is closed, and for which there is 
little reliable information as to the functions of organi- 
zational and institutional actors, the development and use 
of a cognitive framework for analyzing Iranian foreign policy 
is "extraordinarily difficult."-^ While their contention is 
accurate for the period on which their, study was based (1963- 
197*0 t 'the closed system which they analyzed was a recent 
development in the history of Iranian policy-making. As the 
revolution in Iran has demonstrated, moreover, the closed 
system was alien to Iranian politics, and in the final 
analysis temporary. This study will begin, therefore, with 
an examination of the traditional Iranian polity, including 
the position and role of the monarch vis a vis the other mem- 
bers of the established elite. Because of the unique position 
of religion in Iranian society, the institutional and societal 
roles of Islam will be addressed. The discussion will then 
attempt to examine another crucial set of variables which the 
Chubin/Zabih study does not address: the Persian belief 

system which formulated the images and impressions of the 
decision-makers concerning events and issues in the outside 
world. This portion of the study also will assess the 
similarities and differences between the traditional and the 
modern decision-making systems. 

^Ibid. , p. 9. 
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Due to the nature of the problem addressed by this 
study, which requires an appraisal of the Soviet perception 
of Iranian foreign policy, Soviet interest in, and the 
formulation of Kremlin policy toward, Iran and the Persian 
Gulf/Indian Ocean region will be analyzed. Soviet strategy 
under both the Czarist and Soviet regimes will be examined, 
as will the relationship between Soviet policy toward the 
Persian Gulf/Indian Ocean region and overall Soviet policy 
objectives. The discussion will also focus briefly on the 
domestic determinants of Soviet policy toward the region 
in question. 

From here the study will move into a historical context 
for analyzing significant issues in Iranian-Soviet relations 
over a 400-year period. A description of Iran's efforts to 
maintain its territorial integrity in the face of successive 
Russian attempts to penetrate the Caucasus and to conquer 
Central Asia will be followed by an examination of Iranian- 
Soviet relations since 1917- Collectively, these two 
discussions will provide a record of those Iranian-Soviet 
interactions which have played such an important role in 
influencing the perceptions of Iranian policy-makers. 

The capstone of this study will be a description of the 
domestic and environmental factors surrounding Iranian 
foreign policy changes from 1962 to the present. Beginning 
with the Iranian-Soviet rapprochment , this discussion will 
attempt to place the evolution of Iran's independent 
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national policy in the context of changing international 
conditions. Soviet gains and setbacks during the period 
also will be analyzed both in an international context as 
well as in juxtaposition to developments in Iranian foreign 
policy. In conclusion, this study will attempt to assess 
Soviet perceptions of the recent revolution in Iran, and 
postulate the likely impact on Soviet-Iranian relations of 
the foreign policy of three alternative future Iranian 
governments . 
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II. THE IRANIAN PERSPECTIVE: DETERMINANTS OF IRANIAN 

FOREIGN POLICY 



Before embarking on any study of Iranian foreign policy, 
including an analysis of Irano-Soviet relations, it is 
essential to first explore in some detail the socio-cultural , 
institutional, and environmental components of Iranian foreign 
policy in general in order to develop a more thorough under- 
standing of how those factors have historically impacted on 
Iran's relationship with its northern neighbor. This chapter 
will analyze the traditional political and socio-cultural 
features of policy-making in Iran, including the traditional 
role of the monarch in decision-making and the unique impact 
of Shia Islam, both as an institution and as a value system, 
in Iranian politics and foreign policy. Persian images of 
the outside world which effect foreign policy decisions 
will also be addressed. Finally, the chapter will conclude 
with a discussion of the systemic and procedural changes to 
Iranian policy-making which occured under the last two 
monarchs and the effects of these changes on Iranian 
foreign policy. It is the intent of this initial discussion 
to provide a more rigorous and substantive framework for 
analyzing Irano-Soviet relations, rather than in a solely 
historical context, thereby enhancing a more profound under- 
standing of the intricacies of the two nations' relationship. 
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A. POLICY-MAKING IN A TRADITIONAL CONTEXT 

In Iran, as in other Islamic societies, government can 
be characterized as the politics of personalism, i.e. 

4 

politics is "paternal, patriarchal, and patrimonial." This 

means that politics is the purview of a limited elite, which 

is itself dominated by the ruler or patriarch, who serves 

as the "model, guide, innovator, planner, mediator, chastiser, 

and protector" for the remainder of society.-'’ The ruler 

governs society through "an identifiable administrative 

structure /^whichj develops and spreads throughout the... 

society" with the result that "the ruler’s relationship with 

the ruled tends to be filtered through a huge network of 

£ 

bureaucratic personalities." Cleavages within society 
manifest themselves along social, economic, and kinship lines. 
As a result, rivalry and tension are "institutionalized" with- 
in the society. Rivalry characterizes all "interpersonal, 
intergroup, and inter-class relations" and pervades all 

institutions of society "from the family all the way to the 

7 

national bureaucracy." Such a system necessitates the 
4 

James A. Bill and Carl Leiden. The Middle East: Politics 

and Power . (New York: 197^) , p. 105* 

5 Ibid. , p. 110. 

£ 

Ibid., p. 104; see also James A. Bill, "The Patterns of 
Elite Politics in Iran," in Political Elites in the Middle 
East, ed. by George LenczowskI (Washington, D.C. : 1975) > P • 18. 

^Bill and Leiden, The Middle East, p. 117 . 
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existence of a central authority with the not inconsiderable 
power required to arbitrate, mediate, and adjudicate between 
the various rival factions. For about 2500 years of Persian 
history, this role was performed by the institution of the 
monarchy and the person of the Shah. 

Q 

1 . The Monarch: "the hub of the system " 

Historically, numerous adulatory titles have been 

applied to the Persian monarch in an attempt to describe 

the position of the monarchy in Iranian society. The Shah 

has been known as the "King of Kings," the "Pivot of the 

Universe," the "Sun of the Aryan Nation," and the "Shadow of 

God.” From pre-Islamic times, when Iran was the bastion of 

Zoroastrianism, the Shah has been perceived as the embodiment 

of the "Mithra-principle , " i.e. the monarch supposedly served-- 

like the legendary Mithra of Zorastrian tradition--as the 

o 

living nexus between mankind and the divine. This tradition 
added a "metaphysical dimension" to the status of the monarch, 
enabling him to employ certain mystical powers in the course 
of his rule.^ With the advent of Islam to Iran in the ?th 
century, and particularly following the adoption of the Shia 
form of Islam under the Safavid Shah Isma'il in the loth 



Q 

°Bill , "Patterns...", p. 20 . 

9 

Pio Filippani — Ronconi, "The Traditions of Sacred 
Kingship in Iran," in Iran Under the Pahlavis , ed. by George 
Lenczowski (Stanford: 1978 ) , p. 57 . 

■^C.A.O, Yon Nieuwenhui jze. Sociology of the Middle Fast . 
(Leiden: 1971), pp. 307-308. 
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century, the metaphysical dimension of the Persian monarchy 
took on increased significance as the Shah came to be re- 
garded as either a "reincarnation of the twelfth /"or "hidden" 
Imam^or as the "agent of the hidden Imam."^ In either case 
the Shah was presumed to be at least of a semi-divine nature. 
While the supernatural capabilities ascribed to the Shah 
were significant in legitimizing his rule in the minds of 
his anago dally oriented subjects, his ultimate importance 
lay in his position as the "pivot" or "hub" of the Iranian 

political system. His power as the supreme ruler, the 

12 

Padishah, depended less on his coercive powers than on hxs 

ability to serve as an effective mediator and arbiter between 

the various interdependent, competitive, and mutually antag- 

13 

onistic components of the Persian elite. 

Unlike traditional elites in feudal western societies, 
membership in the Persian elite, at least since the advent of 

Islam, has transcended socio-economic lines, making it a more 

14 

dynamic but less secure grouping. Elite membership was 
drawn from: 



■^W. Montgomery Watt. Islamic Political Thought . (Edinburgh 

1968) , p. 112. 

12 

Reliance by the monarchy on a large standing army is a 
recent advent in Iranian political history. Prior to this 
century the only standing force was an archtypical royal guard 
of limited size. For mustering a larger force the monarch 
had to depend on forces supplied by the tribal khans. 

13 

C.A.O. Von Nieuwenhui jze . Social Stratification and the 
Middle East: An Interpretation . (Leiden: 1965), pp. 53 and 55* 

14 

See James A. Bill, The Politics of Iran , (Columbus, Ohio: 
1972), p. 30 ; see also Von Nieuwenhui jze , Sociology of the 
Middle East , pp. 53 and 55* 
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